Introduction
Environmental issues are widely recognised as important public policy issues, and while the nature and adequacy of responses adopted varies, there is little dispute that the issues are important.
One clear theme in the diverse policy literature on environmental issues is the need for environmental objectives to be integrated into all facets of decision making -the environment cannot be treated as an add-on. However, recognising that integration can be pursued at different levels and in different ways, this paper seeks to contribute to the development and implementation of a more integrated approach to natural resource management (NRM). Recent work on developing a framework for integrated NRM undertaken within the Victorian Department of Sustainability and Environment is outlined and discussed.
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The remainder of the paper is structured as follows: Section 2 provides a brief overview of some of the environmental challenges facing Victoria; Section 3 introduces policy integration as an essential element of sustainable development; Section 4 outlines the current policy and organisational context for NRM in Victoria; and Section 5 proposes a framework that could be applied to progress a more integrated approach to NRM.
In broad terms, while this paper touches on conceptual elements of integration, the primary focus is on how integration can be progressed in practice. The paper is pitched at the state government level, although the framework proposed could be scaled to other levels (e.g. regional) and so may be of particular interest to policy and program practitioners within state governments and catchment management agencies.
Environment and natural resource management context
Victoria. like many other areas, has many environmental characteristics or 'natural assets'. covering land. water. biodiversity (both plants and animals) and air. In relation to biodiversity. an overview of the principal types of ecosystems in Victoria. and some of the ecosystems and species at risk. is provided in the volume of Victoria's Biodil'ersity Strategy titled Our Lil'ing Wealth (DNRE 1997) .
Maintaining. and where possible enhancing. these 'assets' will undoubtedly contribute to Victoria's long term environmental sustainability. Important values associated with these assets include:
• their intrinsic value (biodiversity is valuable for its own sake)
• the ecosystem services they provide (e.g. clean air and water)
• the amenity and recreational benefits they provide
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• the opportunity lO More integrated ways for addressing sustainability issues are also needed because sustainability issues present different challenges to other policy issues (see Dovers 1997 and Carter 2001 for more detailed discussions).
The idea of integration is not new. Both Persson (2002) and Hertin and Berkhout (2003) , for example, recognise that the necessity of jointly considering economic and environmental policy has been emphasised in several classical environmental texts, such as A Blueprint for Sun'ival (Goldsmith et al. 1972) , the World Conservation Strategy (IUCN 1980) However, what is meant by the idea of integration? Two different forms of integration are typically identified:
• Horizontal (or inter-sectoral) integration pursues a coordinated and coherent strategy across different sectors (e.g. whole of government approaches).
• If integration is to be successful and positive, it needs to be targeted and tailored to a particular situation. In relation to the focus of this paper, it is considered that there is a clear need in Victoria for greater coherence and clarity of policy goals and directions for NRM at the state-wide level, and that integration provides a clear mechanism for pursuing this.
Policy and organisational context
This section briefly outlines two major policy developments that inform the Victorian Government's approach to sustainable development and which currently influence how integrated approaches to NRM may be progressed. These questions, while important from a broader polic) perspective. are beyond the scope of this paper. Instead. this paper is focused on how greater integration can be achieved across the range of state-wide policies and programs thal are being undertaken across the Department of Sustainability and Environment, particularly in relation to NRM. However, the framework advocated is scalable, and could also be applied at regional level.
Towards a more integrated approach to natural resource management policy
An important element of the Department's objective 10 establish Victoria as a leader in environmental sustainability is the development of 'a statewide framework for integrated natural resource management in a catchment context to complement the suite of regional catchment strategies and guide state wide investment in land. water and biodiversity' (DSE 2003, p. 11) . The framework outlined below was developed as part of a project established to deliver on this commitment.
In a broad sense, the integrated NRM project was a highlevel policy review project that aimed to improve Victoria's approach to NRM. Put simply, the projecl focused on articulating a coherent framework for linking the different NRM activities undertaken (such as pest plant and animal management, native vegetation management. salinity management or water resource management). Building on, and enhancing, current efforts
Project Staging
Over the past 30 years or so, a wide range of policies and programs have been established and implemented in response to particular environmefltal and natural resource issues. However. as more policies and programs have been established, Victoria's approach to environmental governance has become more complex. While this reflects (at least in part) the complexity of sustainabiJity issues, it also indicates that limited attention has been directed to how the different elements intersect.
For example, in undertaking the project it was identified that:
• While there are approximately 28 pieces of 'environmental' legislation and numerous state-wide strategies and investment programs, there is no statewide framework that provides a coherent focus for these activities (i.e. strategies and programs are pitched at different levels and the coverage of issues is not comprehensive).
• There are no state-wide goals and targets to provide a clear focus for efforts to achieve integrated land, water and biodiversity outcomes, and there is no consistent approach to developing these goals and targets.
• It is difficult for regional and local authorities to align priorities with state-wide goals and targets.
• The relationship between on-ground expenditure and state-wide priorities is unclear.
• The value of knowledge and integrated understanding is not fully appreciated or utilised.
• Monitoring and review is not systematically undertaken.
• The links between NRM and regional land use planning are poorly established.
A more integrated approach to setting integrated statewide policy and program directions would therefore seem to be particularly useful in a mature system of environmental governance, such as Victoria's (by mature system, we mean where sectoral and single issue policies and programs have been in operation over the past 30 years or so). It is also recognised that total integration may not be feasible or desirable -diversity enables policy learning -therefore integration should be approached in a strategic manner -it should be purposeful (i.e. clearly focused on promoting sustainability),
September 2005 -Supplementary Issue

Astrategic approach to integration
Building on Scrase and Sheate's (2002) recognition of the many forms of integration, it is also apparent that integration can be approached at various levels and in various ways. Working towards integrated policy is therefore complex; there are no magic bullets.
However, we also consider that integration is best approached in a systematic manner -there should be a concerted effort to understand how different policies and program settings interact and there should be a clear agenda for change. By contrast, while benefits may be obtained from improving integration within particular program areas (e.g. water resource management), these mayor may not contribute to overall integration. We consider that more significant benefits arise from investigating and progressing opportunities for integration in a systematic manner rather than relying on ad hoc piecemeal changes. Within an adaptive management framework, this would be considered as purposeful change (Dovers 1997) .
In line with this, the following elements are proposed as an effective means for bringing about more integrated NRM through purposeful change:
• establishing a vision for integrated NRM
• identifying integrated NRM outcome areas, and approaches to target setting
• creating a more integrated legislative framework
• aligning policy with outcomes
• identifying and investing in priorities
• improving knowledge and capacity
• monitoring, evaluation and reporting.
These elements are closely interlinked, as indicated in Table 2 , but will be discussed sequentially to give insights into the different elements. It should be noted that there is limited discussion of issues related to investment in this paper for the sake of brevity. How will we know if we are making a difference? Evaluation and Re"iew The SOE Repon to be prepared by the Commissioner for Environmental Sustainability provides a useful mechanism for obtaininR indeoendent feedback and advice to Government on environmental oerformance.
Creating a State-wide vision, outcomes and targets for natural resource management
Vision
The articulation of a vision for NRM can provide a clear sense of purpose to guide future effort. A possible vision identified as part of the project is that Victoria could seek is: to achieve regional environmental sustainability within one generation.
This example vision is adapted from Sweden's goal of achieving sustainability within a single generation.
Identifying agreed outcome areas
While an outcomes focus can be criticised for simplifying complex issues and neglecting the importance of 'process' in public policy deliberations (Di Francesco 200 I), we consider that it nevertheless can be useful for environmental policy and planning for a number of reasons. The identification of agreed NRM outcomes focuses attention on what it is that is trying to be achieved and provides a mechanism for focusing effort and measuring progress. The seven outcome areas proposed . We consider that linking sustainable development with an outcomes orientation creates a clear impetus for change.
The development of agreed outcome areas is also useful for a range of other reasons, principally that they:
• provide a coherent focus for policies and programs
• establish links between different programs and frameworks
• align with nationally recognised themes and indicators
• provide a mechanism for aligning NRM policies and programs with State of the Environment reporting to be undertaken by the Commissioner for Environmental Sustainability.
This alignment is outlined in Table 2 . However. while the identification of clear outcomes is beneficial. it is necessary to remember that biophysical systems are interrelated. and so will not align with human defined boundaries that are imposed.
Great care also needs to be taken to ensure that attention is not inadvertently focused upon particular areas to the detriment of others. This would appear to be particularly the case with target setting, as' there is a risk that the identification of targets narrows the focus of activity onto selected high profile areas. while other important
.areas are neglected.
Target setting
Setting targets provides a clear sense of what is to be achieved, by when (while recognising that targets can never fully capture the diversity of areas that require attention). Nonetheless, target setting can be useful for focusing attention, tracking progress. and developing a shared sense of milestones that have been achieved. Over time, targets would be established for each of the outcome areas identified above, and progress towards these targets regularly reported.
A range of targets are established in the existing suite of strategies. However, no consistent approach to target setting has been adopted, which makes it difficult to obtain an overall sense of what is trying to be achieved and what progress is being made. There are also gaps in the areas of established targets. To improve the coherence between strategies and programs, a clear approach to target setting should be established. Our current thinking is that the broad methodology agreed by state and commonwealth ministers in May 2002, through the Natural Resource Management Ministerial Council, provides a useful starting point for thinking about targets (Le. aspirational targets, resource condition targets and management action targets). 
A more integrated legislative tramework
Aligning policy with outcomes
Clarifying program logic
Victoria has a wide range of state-wide strategies, policies and frameworks related to NRM (e.g. native vegetation management, pest plant and animals. biodiversity. salinity management, coastal management. etc). The links between these strategies are often not clear (different strategies are informed by different 'program' logics). Clearly articulating the alignment of policies with the outcome areas would provide a clearer sense of policy coverage and policy gaps. Other benefits are a strengthened focus on outcomes, less potential for contradictory policy objectives. and a clearer nesting and cascading of strategies.
Improving policy design
The design of policies and programs is the principal means for achieving policy outcomes on the ground. Therefore designing policies and programs with the 'right' mix of policy tools (or instruments of governance) is critical. Victoria has established. and currently deploys, a range of governance instruments as part of NRM efforts, with many of these being innovative. However, despite these efforts. the evidence from the Victorian Catchment Management Council indicates that beller approaches are required. One way that this can be achieved is through a stronger focus on policy designmore actively considering the range of policy interventions necessary to achieve the desired outcomes. This approach is consistent with a portfolio policy approach to the design of policy interventions as discussed by Doremus (2003) .
Inveslmenl planning and prlorily selling
Investment planning can make a significant contribution to policy integration through matching investment decisions with policy directions; improving investment processes; and better identification of priorities. In some ways, the priority of an issue is reflected by the amount of resources directed towards it. A more integrated approach to investment would assist in targeting funding towards agreed priority outcomes.
More integrated approaches to investment planning also provide a mechanism for different funding providers to jointly identify areas where shared investments can deliver multiple outcomes. Such an approach is being progressed as part of Regional Catchment Investment Processes in Victoria. By contrast, past (and present) approaches to investment generally rely upon the use of single issue based funding programs of limited duration and with a project focus. This reduces flexibility and capacity to fund activities with multiple benefits. It also often makes it difficult to identify the links between projects, programs and outcomes.
It is also important to identify where effort should be directed, and further work in this area would be beneficial. For example, work on priority setting for salinity and NRM has been, and continues to be, undertaken through a range of mechanisms. While acknowledging the value (and limits) of previous work, the Victorian Auditor General (2001, p. 76) has recommended that:
the Department invest in evaluative tools to measure the socio-economic. environmental and economic impacts of proposed salinity management options. This will provide a basis for sound decision making in terms of identifying appropriate management options and establishing funding priorities.
In progressing work in this area, a useful starting point is the recognition that priority setting is a complex and evolving activity.
Knowledge and eapaeily
Issues of knowledge and capacity are being considered as key elements for successful integration. Having the right data, infonnation and knowledge is a critical component in progressing sustainable development (Dovers 1995) . However, the value of these elements is not always fully appreciated, let alone utilised. Further, in order to deal with NRM in a more integrated way, the data collected, and the ways in which it is transformed into information and knowledge, must also be become more integrated. Flowing from this is the need to manage data, information and knowledge in ways which move beyond compartmentalised. or siloed approaches. while acknowledging that detailed technical data is still required in many circumstances. In a broad sense though, integrated decision making requires integrated understandings.
Questions of capacity, while complex. are clearly central to achieving integrated NRM. Our current impressions are that approaches to capacity building for NRM tend to:
• vary considerably using a range of different approaches
• are undertaken in the absence of a strategic framework
• are more likely to be issue based than integrated in their approach
• appear to place more emphasis on individual capacity rather than organisational or social capacity.
We therefore consider that, despite current efforts, further work on capacities is required to successfully progress more integrated approaches to NRM. In general terms, this would involve more attention being given to the areas of policy capacity, business capacity and capacity for delivery.
Moniloring, evalual/on and reponing
The need for effective monitoring, evaluation and reporting is clear cut -it provides the means for tracking and reviewing progress, and is a key element of an adaptive management approach (see Dovers and Mobbs 1997) . A key element of the integrated NRM project is to improve the alignment of policies and programs with agreed outcomes. As part of this, the intention is that the framework for NRM be consistent with the framework 
Conclusion
Victoria has many important environmental assets. Ensuring these assets are maintained and. where possible, enhanced for current and future generations is an important challenge. More integrated approaches to NRM are considered a key element in meeting these challenges.
Integration is important because it provides a mechanism for environmental concerns to be built into decisionmaking, and thus is a critical mechanism for promoting sustainable development; albeit one that is more complex and difficult to achieve than first appears. Further, as integration can be pursued at many levels and through many means, there are no simple answers and no certainty that integration necessarily leads to sustainability.
As a way to encourage discussion on strategies and mechanisms for pursing more integrated approaches to NRM, this paper reports recent work undertaken in Victoria. This paper also proposes a policy framework that provides a practical basis for progressing more integrated approaches to NRM at a state government level, and particularly across an organisation. The framework outlined articulates a coherent sense of what it is that is trying to be achieved, and some of the key elements available for translating this vision into practice. In simple terms, it connects policy directions with business processes and monitoring and review mechanisms, to establish a mechanism for promoting suslainable development.
